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Abstract 
This paper will discuss research being conducted into the implementation of community care for the aged 
in rural Victoria, by focusing on one program – Community Aged Care Packages (CACP). This program 
has expanded rapidly in the last 15 years to provide case management and service brokerage as a 
community based alternative to low level residential care. The research is being undertaken as part of a 
PhD thesis and utilises a multi-method qualitative design of semi-structured interviews, documentary 
analysis and case study analysis. This paper will focus on a discussion of the preliminary results of the 
study, utilising data from an initial series of exploratory semi-structured interviews. The data from these 
interviews suggests that although the program is delivering highly valued services, program 
implementation choices have had unintended consequences and do not take account of rural issues in 
service provision. This data has implications for the development of policy and delivery in the aged care 
area, however it also illustrates the way in which policy implementation choices can impact on the quality 
of life of those who need support services. 
 
Research Question 
Over the past twenty years as community based aged care has expanded significantly in Australia, packages 
of services which combine ‘brokerage’ and ‘case management’ such as CACP have become an important 
part of the community care sector. Yet diversity in funding arrangements and requirements, the varied array 
of different packages and the complexity of relations between different levels of government and non-
government organizations, contribute to a system which whilst delivering much needed services, lacks a 
coherent framework for service delivery and can be confusing for both service providers and consumers. In 
addition the ‘one size fits all’ approach to policy implementation often ignores the diverse needs of rural 
communities.  
 
The research discussed in this paper will explore aged care policy as it relates to the provision of 
community care in rural Victoria, by researching the implementation issues of one program, Community 
Aged care Packages, and forms part of a PhD thesis. The analysis focuses on implementation issues as they 
affect multiple stakeholders and explores broader policy issues such as the implications of federal state 
relations for policy development and implementation, and issues of service delivery in aged care, such as 
the development of ‘quasi-market’ models. The research utilises a multi-method qualitative research design 
which includes interviews with service providers, documentary analysis and case study research. 
 
Community Aged Care Packages (CACP) are now set up under the Aged Care Act 1997 and are described 
as  “a planned and coordinated package of community care services to assist a person who requires 
management of services because of their complex care needs. A Community Aged Care Package is targeted 
at frail older people living in the community. These people would otherwise be eligible for at least low 
level residential care” (Department of Health and Aged Care, 1999, p. 7). Another significant feature of 
CACP are that the packages are partly funded by transferring funds from residential beds to CACP funding. 
 
In addition the CACP program works along side a system of community care provision that involves both 
state and local governments, but is not always well coordinated with it – Home and Community Care 
(HACC). The complex mix of services that is community care for the aged offers excellent service to many 
consumers, but the maze of services funded, delivered and coordinated by various levels of government 
must be confusing for service users, and is unlikely to be cost-efficient. Concerns about poor coordination 
and planning in community care by many stakeholders are well documented (Fine, 1997; Catholic Welfare 
Australia, 2002; Aged and Community Care Services Australia, 2003). 
 
Green and Pfeffer (1997) argue that part of the reason for the complex and poorly coordinated system of 
aged care in Australia is  “historical accident”, and the inevitable “structural lag” (Riley, 1994) as 
institutions struggle to cope with significant social change.  However Green and Pfeffer also suggest that 
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aged care policy making reflects competition between bureaucracies and political opportunism, and 
illustrates “Australian federalism at its most frustrating” (Encel, Borowski, and Ozanne, 1997, p. 276). 
Howe (2001) echoes these sentiments when she argues that policy making in aged care is essentially a 
political process due to the multiplicity of actors and their different agendas. This research aims to identify 
these agendas by exploring policy and implementation choices. 
 
Methodological Approach 
The study discussed in this paper explores the implementation of a program using a critical theory approach 
to identify the agendas of different actors, the social construction of ageing which underlies these agendas 
and the implications of these issues for aged care policy making and delivery in Australia.  
 
A three-part design which will explore the research questions by identifying what the government says it 
will do, what it actually has done, and identifying the consequences of the program, is proposed, using what 
Knight calls a “multi-method design” (Knight, 2002, p.127) in order to address the research questions. The 
methods to be used include interviews with key actors in the implementation process, exploration of 
documentation relevant to the implementation and observation of the implementation process within a case 
study framework.    
 
At this stage of the research 10 exploratory interviews at 8 diverse sites have been completed with a variety 
of service providers of CACP in rural Victoria. Data is currently being transcribed for coding purposes, and 
whilst some issues have been identified, these may change following more formal analysis of the data. 
Preliminary Findings from exploratory interviews with service providers 
1 Target groups 
Community Aged care Packages are being delivered to individuals with more complex needs than officially 
stated as the target group in the policy documentation. This has significant implications for the program, 
but there is no consistent explanation of this finding from the data as yet. Reasons given include: 
individuals start on packages with low needs, but inevitably their needs increase; individuals come onto 
CACP later than they should due to the high level of need within the community which results in long 
waiting lists; and also that some individuals come on to CACP to help health services out when there are no 
beds. 
2 The need for case management 
The most consistently valued element of CACP is the provision of case management, yet all services report 
that on several occasions they have had to suggest to service users that they ignore their need for case 
management, and do not take up the offer of a package, as they will be worse off due to the full cost 
recovery issues associated with HACC and other services.   
 
3 The full cost recovery issue. 
Funding is not seen as adequate to meet the needs of service users, due to their inability to access HACC 
services at any subsidized rates, and this problem relates to a wide variety of other services as well, such as 
aids and recreational services.   
 
4 National competition policy and the development of quasi-markets 
Issues have been identified in relation to the attempts to develop ‘quasi-markets’ in rural areas. This 
includes the movement of big Melbourne based not-for profit organisations into rural areas, often with 
quite small numbers of allocated packages which force them to restrict their level of service, or have case 
managers travelling over very wide areas. It does however provide ‘choice’ for service users.  
 
There are also concerns about whether there is true competition in small rural communities, as there may be 
choice of case manager but not of actual brokerage service provider. Interestingly there is not an expressed 
problem with competition, but rather the suggestion that in rural areas it is not always economically viable, 
and there is some expressed frustration and confusion with the way packages are allocated. Use of for profit 
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providers to provide brokerage services has not been identified as an issue of concern to providers so far in 
the research.  
5 Variations in service delivery methods and models 
Community Aged care Packages have been delivered in different ways in different regions. Some concerns 
have been expressed about the variation and lack of accreditation or clear guidelines in many areas, but this 
potential for flexibility in methods of delivery is valued by other providers. Other services have developed 
their own policy and procedure manuals independent of the Commonwealth. 
6 Coordination issues between levels of government 
Inability of different levels of government to work well enough together is identified as a concern. 
Perceptions of the role of state governments vary, some data suggests that the state should be more 
involved in coordination; it is also argued that the state government creates too much paperwork and 
overdoes accountability and standardisation measures.  
 
There is general agreement that the different array of packages creates confusion, and needs reform, but 
debate over what form this should take.  Some data suggests that service providers feel the situation will 
change soon with the Commonwealth initiatives in the area, other providers are less certain that it will be 
possible to improve the system due to the political motivations of various key players. 
7 Attitudes to the Commonwealth government as funder 
Issues identified in this area include lack of opportunities for service providers to meet in independent 
forums, and concern that the Commonwealth does not take an active enough role in service delivery issues. 
Community care is seen as an afterthought, and there is a sense that community care is the ‘poor relation’ 
in the aged care arena. Concern is expressed that the Commonwealth does not understand service delivery 
issues, especially in rural areas, and that the logic of package distribution is obscure and not well thought 
out. Although individual Commonwealth staff were mentioned as helpful, there are also other examples of 
confusion resulting from lack of understanding of federal government bureaucrats. 
  
8 Rural issues 
Frustration is consistently expressed that despite years of focus on rural issues, policies are still developed 
without taking into account rural issues or needs. Issues include costs of travelling, for staff and service 
users, for example to specialist appointments, costs of phone calls, and the dilemmas of accessing services. 
Other issues relate to queries about the number of providers – often there is only one provider to deliver 
home care in rural communities, so it becomes only a choice of case manager, and concerns have been 
expressed that some case management is being done over the phone, which is not good enough for such a 
vulnerable group. Little concern has been expressed so far about lack of local ownership of packages with 
the arrival of new players in the local service delivery network. 
Contribution to an Ageing Agenda 
Whilst academics and researchers may debate the extent of future problems in provision of aged care 
services, those who work in the field and those who are seeking solutions for themselves or their loved ones 
know only too well how scarce and rationed resources can make a significant difference to the quality of 
life of the elderly. The models of service delivery implemented by government, and the efficient working 
relationships between key stakeholders in this delivery process make this an important topic for research. 
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